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ABSTRACT 



In an attempt to provide feedback to state and local program 
directors on ways to improve current procedures, an analysis was made of the 
effects of non-custodial parents' referrals to the workforce. This employment 
assistance program was designed to increase the income -producing and 
parenting capacities of non-custodial parents in Bexar County (San Antonio) 
and Harris County (Houston) . Three interlocking research approaches were used 
for this assessment: a process study, an impact analysis, and a 
cost-effectiveness analysis. Workforce participation centered on job search, 
job readiness, and job placement. Child Support Division (CSD) administrators 
and the staff worked with local workforce and domestic court collaborators to 
establish procedures for service referrals. The results of the study 
indicated several positive effects of ongoing efforts to strengthen positive 
links among CSD staff, the courts, workforce, and health and social service 
agencies. The results suggest policymakers and program administrators must 
find new ways to achieve effective collaboration for child support 
collections, workforce services, and fatherhood programs. A more systemic 
service array might include access to job training and education; peer and 
professional counseling; legal and financial services; access and visitation 
services; and supportive services. (Contains 2 appendixes, 14 tables, 2 
figures, and 20 references.) (JDM) 
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Executive Summary 



The Ray Marshall Center for the Study of Human Resources of the LBJ School of 
Public Affairs at The University of Texas-Austin prepared this report under contract with 
the Texas Workforce Commission and the Office of the Attorney General. These state 
agencies, along with the Office of Court Administration, were required by the 76th Texas 
Legislature (1999) to report to the next legislative session regarding the effectiveness of 
referring obligors to an employment assistance program as a means of increasing child 
support collections. 

This report assesses the effect on child support collections of referring non- 
custodial parents from the Office of the Attorney General’s Child Support Division and 
IV-D Family Law Courts to workforce and other services designed to increase their 
income-producing and parenting capacities in Bexar County (San Antonio) and Harris 
County (Houston). 

Child Support Division administrators and staff worked with local workforce and 
domestic court collaborators to establish procedures for service referrals from the IV-D 
courts as part of child support adjudication. Referrals are frequently a condition of 
probation for non-payment of child support or contempt of court. In addition to 
mandatory, court-based referrals, Child Support Division staff in Harris County initiated 
voluntary referrals from the child support offices. 

Results 

During the implementation phase of the Bexar and Harris County non-custodial 
parent referral initiatives: 

• Child Support Division staff and the IV-D court masters, in cooperation with the local 
Boards, workforce service providers and local fatherhood initiatives, have laid a 
foundation for building effective non-custodial parent service delivery structures and 
practices. Both the Bexar County and Harris County efforts adapted non-custodial 
parent referral procedures to accommodate ongoing service delivery practices. 

• In Bexar County, the non-custodial parent referrals were associated with statistically 
significant impacts on child support collections. Average monthly child support 
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collections increased by $1 16, and the percent of months that support was collected 
increased by 2 1 .5 percent compared to a statistically matched comparison group. 

• In Harris County, workforce referrals had no statistically significant impact on child 
support collections or the frequency of payments. 

• The operational costs of non-custodial parent referrals on behalf of Child Support 
Division and IV-D courts are negligible; non-custodial parent referral procedures are 
subsumed as part of ongoing staff duties. The primary costs entailed by the initiatives 
are in the form of net workforce service costs. 

• The enrollment of non-custodial parent referrals in workforce services was limited 
during most of the study period in both sites due in large part to constraints caused by 
restrictive federal eligibility criteria, as well as underdeveloped workforce linkages in 
Bexar County. The Wei fare-to- Work Amendments of November 1999 broadened 
eligibility, leading to increased enrollments in WtW services in Harris County after 
January 2000. 

• Workforce participation clustered about job search, job readiness and job placement 
services. Few individuals participated in Education or Job Skills Training services. 

• Inter-site differences regarding voluntary and mandatory referrals and the presence of 
the Bexar County Child Support Probation Office confound the analysis. Marshall 
Center researchers are unable to discern with certainty whether referring non- 
custodial parents to workforce services is an effective means to increase child support 
collections. Additional time and information would be required to make a definitive 
judgement. 

• Because of the uncertain effectiveness of workforce referrals regarding child support 
collections and the limited number of workforce enrollments, a detailed cost-effective 
analysis was deferred. 



Operational Implications 

The report offers several observations regarding operational implications of non- 
custodial parent referrals to workforce and other services as Texas prepares to expand 
initiatives similar to the Bexar and Harris projects statewide. 

Institutional Context. Policymakers and program administrators are facing the 
challenges of aligning subsystems (e.g., child support collections, workforce services, 
and fatherhood programs) with different operational outlooks, missions, service mix and 
outcome expectations. Effective collaboration requires new modes for external linkages, 
as well as transformation of internal policies and procedures. 

Thinking "Systemically. ” Texas workforce and welfare reforms of the past 
decade have been improving systemic approaches for service delivery that can be 



extended to the needs of non-custodial parents. A more systemic service array might 
include access to job training and education, peer and professional counseling, legal and 
financial services, access and visitation services, and supportive services. 

Non-Custodial Parent Workforce Services. Workforce services rendered to non- 
custodial parents in this study were largely confined to job readiness and job search 
activities. The service mix could be expanded to include more access to pre-employment 
vocational education and job skills training to enhance employment prospects for non- 
custodial parents. 

Targeting Resources. The non-custodial parent referral partnerships emerging in 
Texas should act to target resources based on more standardized referral and enrollment 
criteria across the workforce, fatherhood and IV-D child support systems in order to 
provide appropriate services and expand based on its own success. 

Monitoring Compliance/Information-Sharing. The initial efforts in Bexar County 
and Harris County point to the importance of compliance monitoring and performance 
information-sharing regarding non-custodial parent referrals. 

Voluntary and Mandatory Referrals. The distinction between voluntary, office- 
based referrals and mandatory, IV-D court-based referrals very likely influences 
compliance rates, participation patterns and outcomes in terms of child support 
collections. The nature of the referral should be visible to collaborators; it should also be 
clearly indicated on any database that might be used for future evaluations. 

Policy Implications 

The report also has several broader implications that policymakers and providers 
might consider. 

Work-First and Human Capital Strategies. The non-custodial parent referral 
effort once again brings tensions between the Work-First and Human Capital workforce 
strategies to the forefront of policy discussions. Texas must decide which paths it will 
offer to increase the earnings and child support contributions of non-custodial parents. 

Child Support Collections and Referrals. Non-custodial parents face a “signaling 
crisis” regarding referrals to workforce and other services and their child support 





obligations. Inherent conflicts between current obligations and prospective capacity- 
increases should be resolved for both “deadbeat” and “dead broke” dads. 

Incentives. Stronger participation in workforce services could be encouraged 
through incentives. Several alternative approaches are under-consideration in the nation, 
including alternative minimum support orders, individual development accounts (IDAs), 
cash incentives and reductions in arrearages linked to satisfactory participation in training 
programs and/or employment retention. 

Formal and Informal Child Support. Policymakers and administrators would do 
well to strengthen recognition of the relationship between and value of formal and 
informal child support in order to more fully address parent-child well-being. 

Texas should continue building upon the progress in the delivery of workforce 
and other services to non-custodial parents found in the early implementation phase of 
the Harris County and Bexar County referral projects. 
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Introduction 



Overview 

Researchers from the Ray Marshall Center for the Study of Human Resources of 
the LBJ School of Public Affairs at The University of Texas- Austin prepared this report 
under contract with the Texas Workforce Commission (TWC) and the Office of the 
Attorney General (OAG). TWC and OAG, along with the Office of Court 
Administration, were required by Section 8 of House Bill 3272 of the 76 th Texas 
Legislature (1999) to study and report to the legislature regarding the effectiveness of 
referring obligors to an employment assistance program as a means of increasing child 
support collections. This report assesses the effectiveness in terms of child support 
collections of referring non-custodial parents (NCPs) from the Office of the Attorney 
General’s Child Support Division (CSD) and IV-D Family Law Courts to workforce and 
other services designed to increase their income-producing and parenting capacities. 
Additionally, the analysis discusses the provision of workforce services to non-custodial 
parents and provides estimates of the referral and service delivery costs. 

The report primarily concerns the effects of referrals for services available to 
NCPs in Bexar County (San Antonio) and Harris County (Houston) through their 
respective workforce systems. Workforce services in Texas are provided through local 
workforce development boards (Boards) and their provider networks in the 28 local 
workforce development areas. In addition, several non-custodial fathers in Bexar County 
received referrals for social service assessments and peer discussion groups. Various 
“fatherhood” initiatives are presently gaining momentum in Texas and will undoubtedly 
provide increasing levels of ancillary services to those provided NCPs by the Boards in 
the future. 1 

In each of these counties, CSD administrators and staff worked with local 
workforce and domestic court collaborators to establish procedures for service referrals 



1 The Lewin Group (1997, 1999) provides structural considerations and an information management system 
that Texas policymakers and practitioners might consider as interest in fatherhood projects expands. 



from the IV-D courts as part of child support adjudication. The majority of such referrals 
are part of court orders, and are frequently a condition of probation for non-payment of 
child support or contempt of court. In addition to court-based referrals, CSD staff in 
Harris County initiated referrals from the child support offices. 

Research Approaches 

There were originally three interlocking research approaches for this assessment: 
a process study, an impact analysis, and a cost-effectiveness analysis. The process study 
describes the goals, target population, roles and responsibilities of the collaborating 
entities, activities and services, data collection procedures, referral and workforce service 
delivery costs, and the flow of participants through the initiatives. The process study also 
notes the divergence between the service delivery design and actual practices, as well as 
addresses similarities and differences between NCP referral operations in the two sites. 

The quasi-experimental impact analysis measures the effects of referrals for 
workforce services on child support collections. NCPs with court-based or CSD referrals 
to workforce or other services are compared to similar NCPs who were not referred to 
workforce services. Marshall Center systems analysts applied a “nearest neighbor” 
methodology to match these otherwise very similar sets of individuals. 

Researchers originally proposed a cost-effectiveness study to examines NCP 
referrals in terms of the cost of added child support collections. This study has been 
deferred as explained in Section III. 

Respective sections of this report and Appendix B provide greater detail regarding 
methodologies applied within each component. 

Limitations of the Study 

Operational and data limitations constrain this report. Foremost, it should be 
explicitly noted that the analyses contained in this report assess the effects of referrals to, 
not actual participation in, workforce and other services. The referral itself is the event 
that may or may not increase individual work effort and child support collections. Only a 
small subset of those referred actually participated in workforce or other services 



subsequent to their referral date. Additional analyses would be necessary to measure the 
effects of actual participation in workforce services for those who were referred and 
enrolled. An assessment of the impact of workforce and fatherhood services who self- 
initiated” participation would be useful as well to understand and identify effective 
services for NCPs. These are beyond the scope of the present report. 

Second, the service delivery model in Bexar County had not yet matured to the 
extent originally anticipated by agency staff. The service delivery model for Bexar 
County identifies Goodwill Industries, Inc., and the Alamo Workforce Development 
Board, which contracts with SER Jobs for Progress, Inc., as the workforce service 
providers. Linkages between these entities and CSD, the IV-D Family Law Court, the 
Dixon Clinic and MELD were not well articulated. In fact, none of the individuals 
referred from the court appear on Goodwill’s competitive grant roster of workforce 
participants. Services provided to referred NCPs at Texas Workforce Centers operated 
by SER do not appear on workforce administrative records in significant numbers until 
mid-year 2000. 

Alternatively, Houston Works, the primary provider of workforce services to 
NCPs in Harris County, and the CSD/IV-D Family Law Courts, have a well-articulated 
service delivery system. The model was constrained by narrow federal eligibility 
requirements for the Welfare-to-Work competitive grants prior to January 2000, after 
which enrollments increased substantially. Unfortunately, time lags in obtaining 
Unemployment Insurance wage data preclude fully measuring the impact of these later 
referrals in terms of increased employment and earnings. 

Third, the research plan also originally proposed to assess the prospects for 
expanding enrollments of NCPs in workforce services as the Office of the Attorney 
General makes contact information available to TWC and local workforce development 
boards through their recent data-sharing arrangement. These contact data were not 
available to the Boards during the research time frames. 

Last, this analysis also intended to investigate NCPs who were referred to or 
enrolled in workforce services in association with their participation in a Houston 
fatherhood initiative. The director and staff of the Young Fathers in Families Program 
(YFIF), administered by the Fifth Ward Enrichment Project of Houston, have been 



working closely with a CSD Assistant Attorney General and the Houston Fatherhood 
Collaborative to develop better service relationships between the YFIF, the Attorney 
General’s Office and the Texas Workforce Centers in the Gulf Coast area. 2 Since YFIF 
collects neither social security numbers that would have permitted cross referencing to 
workforce and child support data nor individual-level administrative data in automated 
format, researchers were unable to assess child support payments and workforce 
participation by YFIF participants. 

Time Frames 

Marshall Center staff began investigating the NCP referral processes in March 
2000. Fieldwork began in May and continued through October 2000. The administrative 
data used to prepare this analysis of workforce service provision and outcomes 
encompass the period between January 1998 and August 2000. Local staff initiated 
referral procedures at both sites between January and March 1999, and the analysis 
includes referrals through June 2000. Workforce cost data is based on State Fiscal Year 
2000 (September 1, 1999 to August 31, 2000). Actual time frames for the three 
components of this assessment vary due to the appropriateness of the time frames to the 
specific analysis, time lags in the reporting and the availability of data. The research 
component sections and technical appendix provide details regarding these variations. 

Organization of Report 

The process, impact and cost discussion comprise Section II and Section III of 
this report. The concluding Section IV discusses implications of the research results for 
policies and programs, particularly as Texas prepares for a statewide roll-out of initiatives 
similar to those operating in the metropolitan areas of Houston and San Antonio. 



2 YFIF has served approximately 107 young men between the ages of 16 and 26 years of age with children 
three years of age or younger, providing case management, peer discussion and referrals since initiating 
services in January 1999. The project is seeking a closer relationship with local housing authorities and the 
criminal justice system, as well as apprenticeship programs to meet the needs of this population. YFIF staff 
believes that the project has successful impacts on participants regarding their parenting and personal 
obligations. 
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Appendix A provides a list of key contacts and the interview guide used for the process 
analysis. Appendix B contains the technical attachment for the impact analysis. 
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Process Study 



Introduction 

Marshall Center researchers conducted a process study of the NCP referral 
initiatives in Bexar County and Harris County, Texas. The purpose of the process study 
was to develop a clear understanding of program procedures and the operational context 
in the two study sites. The study describes the target population, service delivery 
configuration, activities and services available to the NCPs, data collection procedures, 
and the flow of participants through the initiatives. It notes divergence between the 
service delivery design and actual practices, as well as similarities and differences 
between study sites. The process study results help to guide the impact and cost 
effectiveness studies. Lastly, it provides a basis for immediate feedback regarding 
program policies and practices, a basis that is reinforced by the impact and cost- 
effectiveness results. 

A basic understanding emerging from the fieldwork is that the design and 
implementation of the two ongoing projects varied significantly. For example, Bexar 
County referrals came solely from the IV-D Family Law Court, and by design only one 
of the four child support offices serving the county was actively pursuing referrals to the 
Father-Child Connection, the name assigned to the referral initiative. Although the 
referrals were part of a court order, they should be considered “limited mandatory,” since 
CSD staff, the IV-D court master, and the Bexar County Child Support Probation Office 
did not consider non-compliance an enforceable act. Furthermore, these referrals — much 
smaller in number than those generated in Harris County — directed NCPs to the Dixon 
Health Clinic of Methodist Healthcare Ministries for a social services assessment. 

Almost all of those referred to the Dixon Clinic were subsequently referred to the MELD 
project (Mutual Enrichment through Learning and Discussion) to participate in peer 
discussion groups regarding the roles and responsibilities of fatherhood. Few received 
referrals for workforce services at Goodwill Industries or to one of the Texas Workforce 
Centers operated by SER Jobs for Progress, Inc., the primary workforce contractor for the 
Alamo Workforce Development Board in Bexar County. 



In contrast, the Harris County NCP referral project generated a much higher 
number of referrals directly to workforce services provided by Houston Works, the WtW 
competitive grantee and the major Texas Workforce Center contractor for the Gulf Coast 
Workforce Development Board in Harris County. These referrals came from the IV-D 
Family Law Courts as part of a court order, as well as from the local child support offices 
serving parts of Harris County. Although a large proportion of the referrals was 
associated with a few offices, all nine CSD offices whose service delivery area included 
part of Harris County generated referrals. Office-based referrals included custodial, as 
well as non-custodial parents, whom child support staff thought would benefit from 
workforce services . 3 

Because of this mix, Harris County referrals included both “voluntary” office- 
based referrals made by CSD staff or “limited mandatory” court-based referrals included 
in a court order. Moreover, there is no local child support probation office. Also unlike 
Bexar County, CSD staff and the Harris County IV-D court masters did consider non- 
compliance an enforceable act, and local court masters would remand non-compliant 
NCPs to jail. 

Methodological Approach 

The process study methodology is a straightforward application of three 
approaches: documentation analysis, site work combining interviews and field 
observations, and data integration and analysis. Researchers first requested background 
information and discussed design features, including goals, the scope and scale of the 
referral initiatives, the service delivery models, and information management systems, 
among other features, with state level administrators and staff. These helped to refine the 
design of the process study and to identify the major on-site collaborators. 

In preparation for the field work, researchers developed and tested the Field 
Interview Guide contained in Appendix A and requested additional information from 
collaborative entities either in advance or during field work, as available and appropriate. 
These included proposal work statements, planning documents, staff training materials, 



3 Ray Marshall Center researchers eliminated custodial parents from the referral list, prior to investigation. 



policy manuals, service delivery guides, project management reports, memoranda of 
understanding (MOUs) between collaborators and standardized forms. Researchers also 
investigated program/project information management systems to ascertain the 
availability of automated participation and cost/expenditure data that subsequently serve 
the impact and cost-effectiveness components. 

Background 

In recent years, legislators, policymakers and program administrators in Texas 
and across the nation have become increasingly attentive to the prospects of increasing 
the employability and earnings of non-custodial parents. Current policy and program 
efforts are a logical extension of the welfare reform and personal responsibility 
movement that began with the federal Family Support Act of 1988. The Personal 
Responsibility and Work Opportunity Reconciliation Act (PRWORA) of 1996 eliminated 
the federal cash assistance entitlement. In its place, the legislation authorized Temporary 
Assistance for Needy Families (TANF) block grants to the states, delegating greater 
responsibility to states and localities for encouraging independence of public cash 
assistance, mainly through activities and services that prepare individuals to find and 
retain employment. 4 Among many other behavioral requirements, the Act also requires 
custodial parents to establish child support orders with the responsible state agency as a 
condition of eligibility for TANF cash assistance. 

Both Acts primarily focused resources on poor custodial, mostly female, parents 
and two-parent households with children who depended on public cash assistance to meet 
their subsistence needs. PRWORA also began to focus on the target group to which little 
attention had been previously paid by welfare and workforce systems — non-custodial 
parents with the responsibilities of providing for their children. PRWORA authorizes 
expenditures of TANF funds to provide workforce services to NCPs. 

Additionally, the Balanced Budget Act of 1997 authorized the U.S. Department of 
Labor to allocate $3 billion in Wei fare-to- Work (WtW) grants to states and communities 
to supplement workforce activities provided under TANF, particularly for long term 
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